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FOREWORD 


Fifty years ago, Canada took her first tentative steps on the world stage. 
The founding of the International Labour Organization was to provide her with 
something of a cause célébre as she ventured forth unguided, perhaps uncertain, 
but nevertheless determined to stand in the wings no longer. 


In celebrating the fiftieth anniversary of the International Labour Organ- 
ization, we are reminded of the lessons of that experience. From the moment 
of its inception, the I.L.O. was to prove capable of facilitating growth and 
change. Indeed, such was its dedication. It was not brought into being to pre- 
serve any status quo and, because of this, it has been able to contribute over 
the years to the well being of mankind and the stability of the world. Perhaps 
it is sufficient to note that, of all the international experiments initiated in 1919, 
it alone was able to demonstrate a viability sufficient to raise it above the 
disasters that led to the Second World War. 


Canada is proud of her fifty-year association with the International Labour 
Organization and proud further of the fact that her own emergence as a nation 
should in such large part rest on the success of her then Prime Minister, 
Sir Robert Borden, in his campaign to win for Canada a full and equal member- 
ship in an organization dedicated to the eradication of “injustice, hardship and 


privation”. 


Digitized by the Internet Archive 
in 2022 with funding from 
University of Toronto 


https://archive.org/details/31/761115536070 


Introduction 


Given the nature of the immediate aftermath of World War I, it is not 
surprising that two hitherto unrelated historical movements should have come 
together in the midst of attempts to create a new world order at Paris in 1919. 
For Canada at least, the movements to Dominion autonomy and to the creation 
of an international organization on labour problems were to become inextric- 
ably linked that year. Ultimately, the creation of the International Labour 
Organization, the I.L.O., was to provide Canada with a further vehicle in her 
advance to nation-state status, while recognition of that advance was to provide 
the I.L.O. with a functional dimension that it otherwise would not have had. 


Growth of I.L.O. Idea 


Before 1914, the idea of an international labour organization was con- 
fined primarily to the continent of Europe, and more specifically to a relatively 
small group of labour leaders, academics and statesmen. As early as the Con- 
gress of Vienna, unsuccessful attempts had been made to introduce labour 
problems as a valid subject for international discussion. Not until the 1880's, 
however, did the governments of Europe give any serious consideration to these 
proposals. In 1881, the government of Switzerland failed to arouse interest in 
a European conference on labour questions, but their continued initiatives did 
lead to the first official international labour gathering, held at Berlin in 1890. 
While the scope of the conference was limited, and its tangible accomplishments 
few, a beginning had been made; further conferences followed at London in 
1896, Zurich and Brussels in 1897 and Paris in 1900. These meetings provided 
a forum for discussion between governments, which were becoming increasingly 
aware of the international implications of industrialization, and for workers’ 
organizations which had consistently passed resolutions in favour of inter- 
national labour legislation. By the end of the century, Europe was prepared 
to embark on the first major experiment in international labour diplomacy. 


The International Association for Labour Legislation (1.A.L.L.) was 
created in 1900 as a non-official international association of concerned persons, 
labour organizations, and interested governments. Once again, it was Switzer- 
land which took the first steps toward the formation of the organization by 
providing facilities for the first international labour office. Located at the 
University of Basle, this office provided not only administrative headquarters 
for the organization, but also a centre for the promotion of research and the 
exchange of information on the possibilities of international labour legislation. 
Valuable as it was as a focal point for international labour discussions, the 
I.A.L.L. lacked the legislative competence to initiate labour reforms. Without 
the active participation and support of governments, little progress could be 
made toward any improvement of labour standards. This support came slowly, 
often grudgingly, but it came. 


At its fourth Assembly in Berne in 1906, two draft conventions were 
agreed upon. The first regulated night work for women, the second prohibited 
the use of white phosphorus* in the production of matches. While modest in 
nature, the support which these conventions received from both government 
and labour delegates was an indication that the idea of international labour 


*Workers employed in the manufacture of matches were exposed to the danger of jaw- 
bone gangrene if white phosphorus was used. 


legislation was something more than a utopian concept in the minds of a few 
labour leaders. Governments were often slow to proceed with measures to 
implement legislation which would give effect to the conventions. Public opinion 
was hard to mobilize and without it there was little pressure on governments 
to proceed with the process of ratification. When the Association met at 
Lucerne two years later, many of the principal industrial states had made no 
progress toward implementing the Berne conventions. Despite these delays, the 
J.A.L.L. continued to grow in importance, to hold more regular meetings and 
to deal with more specific problems. By the Zurich assembly of 1912, twenty- 
four national sections and twenty-two governments had appointed delegates 
who produced a most ambitious program for labour legislation, of which the 
Berne Conventions of 1913 were the result. In a little more than a decade, the 
I.A.L.L. had emerged as a viable international association. 


The events of August, 1914, however, curtailed drastically the Associ- 
ation’s development. With the withdrawal of governments from active partici- 
pation, the I.A.L.L. reverted to its former role as a forum for discussion among 
labour leaders. The year 1914 also marked the introduction of a new element 
in the discussion of international labour problems and a turning-point in the 
road which ultimately led to the creation of the International Labour Organiz- 
ation. The new initiative came not from Europe but from the United States. 
At its Philadelphia Convention in November, barely four months after the 
outbreak of war, the American Federation of Labour (A.F.L.) had unanimously 
adopted a resolution that “a Labour Conference should be held at the same 
time in the same place as the Peace Congress” that would formulate the peace 
treaty closing the war. Conferences of both Allied labour groups in Leeds in 
1916 and neutral and “Central Power” labour leaders at Stockholm in 1917 
discussed the American proposal, and endorsed resolutions calling for “an 
international conference before the beginning of the peace negotiations”. The 
entry of the United States into the war and Woodrow Wilson’s appeal for the 
creation of a post-war League of Nations further buoyed the spirits of those 
promoting the concept of a permanent international organization for labour. 
An entente between two such bodies would give the labour association a per- 
manence and authority which the I.A.L.L. had never been able to achieve. 
By 1918, organized labour was anxiously awaiting the termination of hostilities, 
hopeful that the post-war atmosphere would be more conducive to its ideas 
and more responsive to its demands. 


The Beginnings of Canadian Participation 


As the oldest, the largest and most highly industrialized of the British 
Dominions, Canada was in the forefront of Dominion participation in inter- 
national labour diplomacy. Formally, Canada became involved with her 
acceptance of the Berne White Phosphorus Convention of 1906. The decision, 
however, came neither easily nor rapidly. Great Britain had ratified the Con- 
vention in 1908, and it was partially as a result of her influence that Labour 
Minister Mackenzie King decided in 1910 that it was “desirable that Canada 
should follow the example of the Mother Country and other European Nations” 
in proceeding with ratification. Numerous consultations were held by federal 
officials with the provincial governments to obtain their agreement, while 
efforts were made to calm the anxieties of Canadian manufacturers who feared 
increased competition in their home markets should the convention be adopted. 
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It was in January, 1911, that first reading was given in the House of Commons 
to a Bill to outlaw the use of white phosphorus. The Bill, however, died on the 
Order Paper when Parliament was dissolved later that year; not until May, 
1914, did it finally become Canadian law. 


Evidence of a growing Canadian interest in international labour organ- 
ization can be seen in the attendance during the autumn of 1910 of the 
Canadian Labour Minister at a number of conferences on labour and related 
questions.* At the Conference on Social Insurance at The Hague, Mr. King 
was made a vice-president of the Permanent Committee on Social Insurance. 
He took an active interest in the work of the various conferences, considering 
them to be of utility in dealing with labour problems. His own account indicates 
this: 

Attended in all four important international conferences on industrial prob- 
lems. At all of these gatherings some sixteen or seventeen nations were repre- 
sented. . . . The conferences were especially valuable in the opportunity they 
afforded of meeting those in other lands who have made and are making a 
special study of social problems. 
It is difficult to assess the extent to which these conferences served to influence 
Canadian Government policy in the years before World War I. The ratification 
of the white phosphorus convention was probably one result. But there seems 
to have been no widespread interest in government circles regarding King’s 
activities at the conferences; and, with the change in government in 1911, here 
the matter seems to have rested until after the war. 

The new Labour Minister, Thomas Crothers, appears to have been un- 
concerned with building on the international labour contacts established by 
Mackenzie King. The problems of Oriental immigration and the implementation 
of the Industrial Disputes Investigation Act seem to have preoccupied the minds 
of the Labour Minister and his officials. Canada did not send representatives 
to the I.A.L.L. conferences of 1911 and 1912, and was not particularly con- 
cerned when she did not receive an invitation to the 1913 Berne Conference. 
A further conference in 1914 on social insurance also aroused little interest. 
During the war years, international labour matters were, understandably, not 
high on the list of Canadian Government priorities. Sir Robert Borden seems 
to have taken little interest in the subject before the Paris Peace Conference in 
1919. Canada was not represented at the several labour conferences held during 
the war at which organized pressure began to mount for the inclusion of a 
labour charter in the terms of the Peace Treaty from which emerged the idea 
of an International Labour Organization. 

If the attitude of the Canadian Government had been somewhat uncertain, 
what of Canadian labour? An identifiable labour movement had begun to 
emerge during the 1870’s, and its early growth and attitudes reflected to a large 
degree the experience of the labour movements of England and the United 
States. Legal recognition, more labour legislation, and, most important, sur- 
vival were the goals of Canadian labour before the turn of the century. Inter- 
national unionism in Canadian terms meant the extension of American unions 
into Canada, which, despite periodic conflicts over jurisdiction, gave new 
power and authority to many of the union locals. By 1910, approximately 80% 
of Canadian union membership was tied to international unions. In any inter- 


*Perhaps it was because these conferences were on the periphery of normal international 
activity that a separate and independent Canadian representation has attracted little 


notice. 
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national labour movement it was obvious that Canada would be influenced 
to a large extent by the position taken by United States labour. Union 
leaders, with some important exceptions, followed the American pattern of 
development, while the government was more prone to follow British precedents 
in introducing labour legislation, to the extent that the Canadian Government 
was hesitant to venture into areas where no action had been taken by the 
United Kingdom. Still, Canada’s record in labour legislation was not unfavour- 
able. Industrial development tended to be concentrated in the central provinces 
and it was there that labour legislation was most advanced. However, by the turn 
of the century, many of the proposals of the newly-formed International 
Association for Labour Legislation had already been implemented in different 
parts of Canada. 


As the work of the I.A.L.L. became more widely known through the 
publicity and research facilities of the Labour Office, Canadian labour began 
to take a more active interest. The United States had participated actively in the 
Association since 1900, thus bringing members of international unions in 
Canada into contact with the work and ideas of European labour. Further, 
immigration from the United Kingdom provided the Trades and Labour Con- 
gress with the experience and ideas of unionists familiar with British concepts 
of trade unionism. A Canadian national section of the I.A.L.L. was never 
formed, although provision was made for Canadians to join through the British 
section until membership was large enough to warrant a separate unit. Contacts 
between Canadian and European labour groups became more frequent in the 
years before the War. The extent to which the Trades and Labour Congress 
sought to “réaffirmer sa foi pacifiste et sa croyance dans la solidarité inter- 
nationale des travailleurs’ indicates that a consensus was emerging within the 
ranks of Canadian labour on the need for some form of international action. 
The 1915 Vancouver meeting of the T.L.C. resolved that, 


It is therefore the duty of this present convention of the Trades and Labour 
Congress to take every necessary step in order that, when the hour comes, 
Canadian organized labour may be perfectly prepared to do its part and have 
its share in this world-wide settlement of affairs. 


Canadian labour was represented, however, at meetings sponsored by the British 
Labour Party in Washington in 1917. J. A. Watters of the T.L.C. and Senator 
Gideon Robertson, soon to become the first ‘labour man’ to hold the portfolio of 
Minister of Labour in Canada, attended. The increasing concern of the T.L.C., 
coupled with the appointment of Robertson to the Borden Government, indi- 
cated that Canada would be likely to take an active interest in the emerging 
labour internationalism and in labour questions connected with the post-war 
settlement. 


Organizing the Conference 


An Inter-Allied meeting in February, 1918, had created a special committee 
consisting of Albert Thomas of France, Emile Vandervelde of Belgium and 
Arthur Henderson of Great Britain to organize the conference; to this group 
was later added Samuel Gompers of the American Federation of Labour. The 
committee’s accepted purpose was preparation for a 


World Labour Peace Conference [which] should be made at the same time and 
place as the Peace Conference that would formulate the peace treaty closing 
the war. 


This proposal had found ready acceptance among the labour movements of the 
Allied and neutral countries, as well as among those parties of the Central 
Powers which made submissions to the Stockholm Conference of 1917, where 
a similar resolution was passed. The Allied labour conference held in London 
in September, 1918, also endorsed the proposal as not only beneficial to inter- 
national labour, but also to the peace conference as it “would create an atmos- 


phere which would tend to the reduction of difficulties among the diplomats 
themselves”. 


In Britain, the Home Office and the Ministry of Labour had concluded 
that it was “most important that the Government should pronounce in favour 
of the principle of international agreements”. In their joint memorandum to 
the War Cabinet, a proposed method of dealing with labour at the Peace 
Conference was outlined. 


The Peace Conference should appoint a special Commission to consider and 
frame proposals for a permanent international organization for the consideration 
of labour questions, which should provide representation for the industries 
(employers and workers) as well as for the Central Governments; and these 
proposals, if approved by the Peace Conference, should be embodied in the 
treaties of peace and should be put into effect immediately on the ratification of 
the treaties; that the neutral states not represented at the Congress should be 
invited to take part in the establishment of this organization; that all specific 
proposals which may be laid before the Peace Congress by any International 
Labour Conference, by individual states, or otherwise, should be referred to 
this organization which should get to work at once without waiting for the full 
establishment of the League of Nations. 


The British proposal, though supported by the United States, met with 
some opposition from the French and Italian Governments. France conceded 
that an international labour conference might be beneficial but refused to allow 
the gathering to take place in France, much less Paris, before the treaty of peace 
had been signed —a position which led Lloyd George to speculate on whether 
the French leader was actually in favour of any labour conference to be held 
in Europe if the Central Powers were to be allowed representation. Great 
Britain, for the moment, yielded to French insistence on this point; an inter- 
Allied meeting of December, 1918, resolved that, 


The British, French and Italian Governments agreed that they will place no 
obstacle in the way of an International Religious, Labour or any other Con- 
ference in relation to the Peace Conference being held, provided that until Peace 
is signed it is held in a neutral country. 


Ultimately, however, a British proposal at the Peace Conference itself under- 
mined French opposition and provision was made for the inclusion of a labour 
commission within the Paris Conference. 


Canadian Representation 


Despite the predominant role played by Great Britain in the preliminary 
discussions in the international labour congress and commission, no mention 
was made of the role the Dominions might play in such a conference. It was 
viewed essentially as a European matter, an outlook which failed to take into 
account the rapid industrial advances achieved by the Dominions during the 
four years of war and also the corroding effect of the war on the industrial 
supremacy of Europe. The Dominions shared the feeling, widespread among 
non-Europeans, that the European nations were not only attempting to dom- 
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inate the embryonic labour organization, but were failing to consider other 
points of view. Canada certainly intended to have some voice in the discussion 
of a labour conference and in the proposal to create a permanent organization. 
Her labour problems were more North American than European in orientation, 
yet were not altogether parallel to those of the United States. In making pre- 
parations for the forthcoming Peace Conference, the Borden Government 
decided that a representative of the Canadian labour movement should be 
included in the official Canadian delegation. 


The call to London to attend the preliminary sessions of the British 
Empire Delegation before the conference began came somewhat sooner than 
Sir Robert Borden had expected. A few days before the armistice was signed, 
he informed the High Commissioner in London that, at the request of Lloyd 
George, he would be leaving for England “as soon as possible”. Passage was 
hastily arranged on the Mauretania, sailing from New York on November 10. 
The Borden party comprised Sir George Foster, Minister of Trade and Com- 
merce; A.L. Sifton, Minister of Customs; L.C. Christie, Legal Adviser to the 
Department of External Affairs; Lloyd Harris, Chairman of the Canadian War 
Mission in Washington; Frank Jones, Chairman of the War Trade Board; 
Dr. J.W. Robertson of the Canada Food Board; Lt. Col. O.M. Biggar, Judge 
Advocate General; and P.M. Draper, Secretary of the Trades and Labour 
Congress as technical adviser on Labour matters. The inclusion of Draper 
among the group sailing from New York appears to have been made at the last 
moment as his name was not included in the first official list. However, when 
Borden was informed by the President of the Trades and Labour Congress that 
Draper was willing to go, arrangements were hastily made to have him join 
the delegation.* 


Canada and the Creation of the I.L.O. 


As the delegates began to arrive in Paris for the opening of the Peace 
Conference, the role which the labour question was destined to play in its 
proceedings was still in considerable doubt. When the Conference was con- 
vened, Member Nations were invited to submit memoranda on three topics 
to be placed on the agenda of the first session. The first two items concerned 
the war guilt question, the third, proposals for legislation concerning inter- 
national labour. 


On this heartening note, the Second Plenary Session established the 
Commission for International Labour Legislation which held its first meeting 
on Febrary 1, 1919. Canada, although not a member of the Commission, was 
kept informed of its proceedings through the British Empire Delegation. When 
the Commission met, drafts for a permanent labour organization were presented 
by Britain, France and the United States. It was the British proposal, more 
complete and more specific on membership and on composition of the executive 
body, which was accepted as the working document by the Commission. Early 
meetings of the Commission were not particularly productive. Quite apart from 
the predictable difficulties inherent in the creation of an international organ- 
ization, fundamental differences in points of view and a variety of internal con- 
flicts divided the Commission. A further difficulty for the Labour Commission’s 
delegates was the somewhat illogical contitutional position of the British 
Dominions, a factor which, at times, confused the representatives and led to 


*Justice Minister C. J. Doherty later joined the Delegation in Paris. 
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the suspicion that a scheme was underfoot to secure five additional British 
Empire votes in the emergent international organization. 


The Canadian Delegation was soon aware of a major problem not con- 
sidered in the British draft. This was the question of the ability of the Federal 
Government to adhere to draft recommendations and conventions adopted by 
the International Labour Conference before consultation with the Provincial 
Governments, which were constitutionally responsible for most labour legis- 
lation. Consultations with Justice Minister Doherty on December 27, 1918, 
and his deputy minister two days later, produced a memorandum stating 
that “the draft conventions might be dealt with by the Federal Government 
under the authority of Section 132 of the British North America Act”. This 
memorandum also referred to the possibility of a commission being created by 
the Federal and Provincial Governments “to deal with the unification and 
co-ordination of the provincial and federal labour laws”. Such a commission 
was judged the best means to make arrangements “whereby the Provincial 
Legislatures would pass the necessary legislation to implement the various 
conventions and recommendations” of the International Labour Organization. 
Basically, Canada was prepared to adapt her own constitutional processes to 
overcome the problem rather than weaken the structure of the I.L.O. She was 
not called upon to do this, however, as, on the insistence of the United States, 
the article in question was subsequently modified. 


Other more important difficulties were anticipated but they were to await 
the official publication of the Labour Commission’s Report. Progress was slow. 
It was only after thirty-five meetings that a consensus emerged on the role 
which the Labour Convention and the proposed International Labour Organ- 
ization should play within the framework of the peace settlement and the 
League of Nations. This was outlined in the preamble of the Commission’s 
Report, 

The main idea underlying the scheme embodied in the Convention is that the 
constitution of the League of Nations will not provide a real solution of the 
troubles which have beset the world in the past, and will not even be able to 


eliminate the seeds of international strife, unless it provides a remedy for the 
industrial evils annd injustices which mar the present state of society. 


The draft Convention for the creation of the International Labour Organization, 
the principal result of the Commission’s deliberations, envisaged an organ- 
ization composed of two interrelated structures. The annual International 
Conference, to which governments, employers and workers of the Member 
Nations would appoint delegates, would not follow the traditional procedure of 
voting by national units. Each government would nominate two delegates, 
while representative employers’ and workers’ associations would be entitled 
to nominate one delegate each, a formula which, while ensuring that govern- 
ment delegates could not be outvoted by their own delegation, would allow 
employers and workers latitude to follow policies independent of those of their 
government. Further, an International Labour Office was to be created as a 
component part of the administrative structure of the League of Nations. 
Management of this office would rest with a Governing Body of twenty-four 
members, eight to be nominated by the States of chief industrial importance, 
four to be elected from among the other States, and six members each to be 
chosen by the employers’ and workers’ delegates. Draft conventions and 
recommendations for the improvement of labour conditions would be pre- 
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sented to the annual conference which, if approved, would be submitted to 
Member States for ratification. 


The Labour Commission’s Report was circulated on March 24th. Five 
days later the British Empire Delegation began meetings to examine it. 
After some preliminary sparring over points of clarification within the pro- 
posed Labour Convention, the major Dominion objections came to the front. 
At issue were Articles 35 and 7. From the point of view of Canada and the 
other Dominions, the provisions of Article 35 in which there was indicated a 
difference in status between a Dominion and a High Contracting Party pre- 
sented a problem which had to be solved. One of the clauses in Article 7 was 
similarly offensive, for under it no Dominion could become a member of 
the Governing Body of the I.L.O. Whether or not Canada or any of the 
other Dominions would be selected for many years, it was, as Sifton asserted, 
“important that they should at least have the right in common with the other 
members to nominate a representative for the consideration of the Conference’. 


At a meeting of the British Empire Delegation on April 3rd, the only item 
of business was the proposed labour organization. Lloyd George opened the 
meeting with a request that Canada enumerate her objections to the draft 
Convention. The Canadian Minister of Customs, Arthur Sifton, raised the 
single point that the British Dominions were subject to the Labour Convention 
regardless of whether they wished to adhere to it or not; to this Lloyd George 
replied that they were in precisely the same position as Great Britain. Sifton, 
however, concluded otherwise. 


Article 35 provided that the British Dominions and India should have the 
same rights and obligations as if they were separate High Contracting Parties. 
They had, of course, no power to reject the Convention, for they were not 
High Contracting Parties. Britain was the High Contracting Party representing 
the Dominions and colonies; and her signature on the labour agreement stipu- 
lated Canada’s acceptance of the International Labour Organization. G.N. 
Barnes, the British Representative on the Labour Commission, said that this 
had not been the Commission’s intention and that “if there was any doubt, the 
wording could be altered”. Sifton replied that the Canadian position was that 
making the Dominions and India separate parties to the Convention would meet 
the objections. Lloyd George fully agreed on the question of the Dominions as 
High Contracting Parties. The meeting, however, ended without a satisfactory 
solution to these problems and further consideration was deferred until a 
subsequent meeting. 


At the opening of the meeting on April 9th, Barnes reported that there 
seemed to be little likelihood that other delegations would raise objections to 
the British Empire Delegation’s amendments, since they were largely verbal 
clarifications. There was further discussion on Article 35. Barnes pointed out 
that amendments had been made to take into account the new status of the 
Dominions and India. Sir Robert Borden and Lord Sinha of India were still not 
altogether satisfied, and it was agreed that an amendment should be added to 
the effect that the draft Convention “define specifically who were members” 
of the I.L.O. As for Article 7, there was still the question of the eligibility of 
the Dominions for the Governing Body. Barnes outlined the objections placed 
before the Commission on the preponderance of British Empire delegates at a 
Conference, and also on the fact that the British Empire was treated as a single 
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unit in the Council of the League of Nations. Borden observed that industrial 
conditions throughout the Empire were quite different; from Canada’s point of 
view, North America’s conditions were more similar, and that, 


If Canada were excluded from direct representation, there might be an unfor- 
tunate tendency to seek representation through the United States rather than 
through the British Empire. 


This argument was of concern to Arthur Balfour, but he was also afraid that the 
Convention might be jeopardized through the reaction of other nations to 
the idea of Dominion representation on the Governing Body. It was pointed out 
by Barnes that nothing in the Convention prevented the election of employer or 
worker delegates from the Dominions to the Governing Body. Such assurances 
did little to quiet Dominion opposition and Balfour assured the delegates that 
he would endeavour to see that approval of the Labour articles would be 
suitably delayed. 


A number of amendments were proposed by the British Empire Delegation 
at the Plenary Session to give flexibility to the rule by which states must submit 
conventions to the competent international authority within one year, by allow- 
ing that in exceptional circumstances this period could be extended to eighteen 
months. Sir Robert Borden, however, introduced a further amendment in the 
form of a Resolution of the Conference, 


The Conference authorizes the Drafting Committee to make such amend- 
ments as may be necessary to have the Convention conform to the Covenant of 
the League of Nations in the character of its membership and in the method 
of adherence. 


For the Dominions, this clarification was critical; it was designed to assure 
to them the same status in the Labour Organization as they had won in the 
League of Nations. The acceptance of this amendment by the Plenary Session 
should have accorded them this status. Despite this resolution, however, the 
protocol to Article 7, regarding the Governing Body, remained unaltered, 


No High Contracting Party together with its Dominions and Colonies whether 
self-governing or not, shall be entitled to nominate more than one member. 


Another struggle was required before the Dominions were accorded eligibility 
for election to the Governing Body. 


Concurrent with the debates on the Labour Convention was a similar 
argument regarding the clauses which the Commission had prepared for inser- 
tion in the Peace Treaty. There had been considerable opposition to the clauses 
in earlier meetings of the British Empire Delegation. Some initial confusion 
was created by the fact that the draft of the nine clauses presented to the dele- 
gates on March 28th was not that issued by the Commission but was a redraft 
drawn up by Barnes who was dissatisfied with the original text. On April 12th, 
Barnes wrote to Borden enclosing a second copy of his draft, asking him to out- 
line his objections in order that some agreement might be sought. He noted “that 
so far as the Dominions are concerned, the principal objection is number 
eight” which stipulated that “foreign workers lawfully resident in any country 
should be accorded the same conditions in respect of their work ...”’. Insertion 
of such a clause in the Treaty would place the Canadian government in an awk- 
ward position since the Government of British Columbia was committed to a 
policy that discriminated against Oriental labour in designated trades. Barnes 
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pointed out that in the redraft he had tried to make it clear that this clause did 
not propose that foreign nationals be given free access to employment within a 
given country but only that insofar as they are allowed to be employed, the 
conditions of employment should be the same. Borden, in his reply of April 15th, 
refrained from making any definite statement, suggesting rather that the clause 
could be further improved and that his recommendations would be submitted 
when the British Empire Delegation discussed the topic. 


At a meeting of that Delegation on April 17th, Borden announced that 
Clause 8, as redrafted again by Barnes, was unacceptable to Canada. Hughes 
and Botha were even more emphatic about the dangers of such a clause to their 
countries. Before the convening of the meeting, however, Arthur Balfour, per- 
haps anticipating such a conflict, had prepared a further redraft of the clauses, 
reducing them to six and making no specific reference to the conditions of 
foreign workers. The meeting, presented with this alternative, adjourned to 
consider his proposals. Two days later when the Delegation met again, it 
became apparent that the Balfour draft was more acceptable to the Dominions 
than the original text of the Labour Commission or Barnes’ revision of it. In 
the discussion, Sir Robert Borden made it clear that he preferred the Balfour 
text as he thought a general statement of principles was more suitable for the 
Treaty. He also returned to the problem of foreign workers, stating that the 
Chinese and Japanese labourers were not the only consideration; there was 
also the problem of soldiers returning from the war who would see foreigners 
collecting high rates of pay in their absence. Borden was supported by the other 
Dominions, but not by India who indicated that she could not pledge the accep- 
tance by her Princes of clauses based on Western standards. The Balfour draft 
was, however, accepted by the Delegation and forwarded to the Council of Four. 


This did not, of course, mean that it would be accepted by the rest of the 
Conference; in fact, it was not. Several delegations, including those of Belgium, 
the United States and Japan, had serious reservations about a number of points. 
The United States had early voiced its objections to the Balfour draft, preferring 
that the clauses be numbered as they were in the original text issued by the 
Labour Commission. To this Balfour retorted that if the industrial peace of the 
world rested on a system of numbering, he would be most happy to see his 
draft clauses so numbered. At the request of Lloyd George, Sir Robert Borden 
undertook the task of securing agreement on the Balfour draft; he began 
negotiations at once. On April 25th, he had lunch with Vandervelde and “con- 
ferred at length” about the proposed changes in the treaty clauses. Leaving a 
copy of the draft with Vandervelde, Borden arranged for another meeting on 
the 27th, then hurried to a meeting with Colonel House to discuss the same 
topic. Having gathered the main objections of these delegates to the draft, 
Borden was then in a position to rewrite Balfour’s text, retaining as much as 
possible of the original but inserting the modifications necessary to win the 
support of Belgium and the United States. Completing his task on the 26th, 
Borden appeared the following day armed with his draft of the clauses. This 
draft was approved by Barnes, Robinson of the United States, Vandervelde of 
Belgium and Otchiai of Japan. 


At a meeting of the British Empire Delegation on the morning of April 
28th, Borden urged the acceptance of this new draft. It did not, he said, affect 
any essential interests of the Empire and was quite acceptable to the other 
important delegations. 
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The Delegation endorsed the proposal; in the afternoon, Borden moved 
the amendments in the Plenary Session where they were carried without serious 
opposition. Although by present social standards these amendments were less 
than enlightened, Borden’s success was nevertheless an important diplomatic 
achievement. Some of Europe’s most skilled and experienced negotiators had 
been unable to reach agreement on the contentious clauses; it was a novice in 
international diplomacy, representing a country which at the beginning of the 
Conference had been considered of insufficient importance to be accorded 
separate representation, who had finally devised an acceptable formula. In the 
future, it would be more difficult for the international community to withhold 
from Canada the equality of status which she so persistently demanded. 


Sir Robert Borden was forced again to return to the problem of Dominion 
representation on the Governing Body at the British Empire Delegation on 
April 28th. He had met with Lloyd George and once more indicated that, if 
Canada were not eligible for a seat on the Governing Body, Canadian labour 
would be likely to work through the United States for its representation. In the 
discussion which followed, it was pointed out that acceptance of Borden’s 
resolution at the Plenary Session of April 11th would seem to make Dominions 
eligible. The British Empire Delegation agreed that the offensive provision of 
Article 7 must be deleted, and that Sir Robert Borden undertake to secure the 
agreement of the other delegations. 


Arthur Sifton was not satisfied with the British attitude towards Article 7, 
nor with the provision that Canada, Australia, New Zealand and South Africa 
along with the United Kingdom be entitled to but one representative and be 
ineligible to vote for the election of any others to the Governing Body. He 
informed Borden that although some delegates seemed to feel that Canada was 
becoming rather troublesome, he was determined to press the Canadian case. 
“Sometimes”, he told Borden, “a rapier is an effective weapon; sometimes you 
need an axe or a club.” Sifton’s memorandum of April 29th was a strongly 
worded document which, although expressed in his unique and forthright style, 
probably reflected very largely the Canadian reaction to the continued efforts to 
circumvent the demands of the Dominion Governments. Critical of Great 
Britain’s unwillingness “to object too strongly”, he warned that Canadian labour 
would not tolerate an inferior standing; nor would members of the Parliament of 
Canada be likely to accept such a status. 


At the British Empire Delegation meeting of May 5th, Borden again 
returned to the question of Dominion eligibility. The Dominion leaders were 
growing frustrated with the attitudes of some of the Great Powers and with 
Britain’s inability or unwillingness to press Dominion claims. British delegates 
tended to belittle the concern of the Dominions. They pointed out that the 
amendment proposed by Borden and accepted at the April 11th Plenary Session 
would protect the Dominions’ position. Bonar Law and Lloyd George indicated 
that the present Council of the League would be changed, and that the 
Dominions “had the same chance as other members of the League’’ to be 
elected. Borden remained unconvinced by these assurances. He had been led to 
believe that his earlier amendment had provided the authority to eliminate the 
clause in Article 7 which specifically excluded the Dominions from eligibility for 
the Governing Body. The Drafting Committee, however, refused to accept this 
view. Canada had paid dearly on Europe’s battlefields for the right to an inde- 
pendent voice in the councils of the world and, for the Borden Government, it 
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was an all or nothing proposition. This Sir Robert made perfectly clear at the 
May Sth meeting of the British Empire Delegation, 


It would be impossible for Canada to accept this position. . . . Canada’s rejection 
of the Labour Convention would mean that immediately after signing the Treaty 
she would have to give notice of withdrawal from the League of Nations, with 
which the Labour Convention was linked. 


Canada’s Prime Minister was not noted for extreme positions and his ultimatum 
achieved the desired result. Lloyd George agreed to place the item on the agenda 
of the Council of Three meeting scheduled for the following day. Opposition in 
the Council turned out to be less formidable than the Dominions had been led to 
believe. At the meeting, Clemenceau, Wilson and Lloyd George agreed that 
alterations to the Labour Convention should be made to meet the Dominions’ 
objections. They instructed the Drafting Committee to incorporate these changes 
into the text of the peace treaty. By the time the Plenary Session opened that 
afternoon, the objectionable clause had been deleted. As with the League of 
Nations, Canada, the other Dominions and India had secured recognition of 
their new international positions. Thus, on May 6, 1919, the Convention 
creating the International Labour Organization was adopted by the Paris Peace 
Conference. 


Washington Labour Conference 


Preparatory work for the first IL.L.O. Conference began immediately after 
the Peace Conference had approved the labour section of the treaty. An orga- 
nizing committee was created under the chairmanship of Arthur Fontaine of 
France and comprised representatives of the United States, Great Britain, 
France, Italy, Japan, Belgium and Switzerland. The Committee was responsible 
for the preparation of the agenda and for the nomination of the eight states of 
chief industrial importance. In early August, the United States government sent 
out the formal invitations to the Washington Conference. The method by which 
this was done was a source of some irritation to the Canadian Government. The 
invitation was officially extended only to the British government, accompanied 
by the request that “the names of British delegates and their advisers” be 
forwarded to Washington as soon as possible. No mention was made of 
Dominion representatives; presumably they were to be included under the 
general designation “British delegates”. Canada was informed of the invitation 
by the British Chargé d’Affaires in Washington, R. C. Lindsay. The Canadian 
Government’s displeasure at not having received a separate invitation is to be 
seen in its reply to Lindsay, 


Government of Canada accepts invitation of Government of the United States 
to send its delegates and other representatives to Washington for purpose of 
attending Conference. Government of Canada hopes that Government of United 
States may be reminded that Canada is a member of the International Labour 
Organization and that communication with respect thereto, while properly trans- 
mitted through British Embassy, should have regard to this fact. 


Borden decided to ignore the implications of the procedure adopted by the 
United States, and sent the list of the Canadian delegation directly to Washing- 
ton, rather than through the Foreign Office in London. 


The Canadian Government was particularly interested in the selection of 
the members of the Governing Body of I.L.O. At the Paris Peace Conference 
Canada had fought to gain the right to membership. Some members of the 
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government, Arthur Sifton, for example, believed that “on any fair basis of 
ascertaining a member’s industrial importance as respects labour, Canada would 
be among the eight’. On August 21st, the Organizing Committee announced its 
decision. France, Italy, Japan, Belgium, the United States, Great Britain, 
Switzerland and Germany were to be nominated as the states of chief industrial 
importance. (In the event that Germany was unable to qualify for membership 
in the I.L.O. before the Washington Conference, Spain would temporarily fill the 
vacancy). After examining the statistical data upon which the Organizing Com- 
mittee’s selection had apparently been made, the Canadian Government con- 
cluded that Canada should have ranked higher than several of the states chosen. 
On September 8th, the following telegram was sent to the Organizing Committee 
informing it of the Canadian position: 


Government of Canada feel that some rule or standard should be laid down to 
govern determination of question of who are the members of chief industrial 
importance. In the absence of such rule Government of Canada feel that claim of 
Canada to place among eight members of chief industrial importance should 
receive further consideration .... Canada with regard to many important aspects 
of resources and development compares favourably with several of chief in- 
dustrial countries and if comparison be restricted to countries of less industrial 
importance in list tentatively designated as for instance Spain and Switzer- 
land then advantage to Canada is very marked. Canada in relation to nine 
countries tentatively designated stands first as regards A area B railway 
mileage per 10,000 inhabitants C telegraph mileage per 10,000 inhabitants 
second as regards A potential water power B developed water power third 
as regards total railway mileage fifth as regards A total telegraph line mileage 
B total exports sixth as regards A pig iron production B total telegraph mileage 
seventh as regards A total coal production B total imports C total foreign trade 
eighth as regards population. In all important respects Canada falls within eight 
leading members here indicated taking moreover frequently a high place. 


Canada was not the only nation to take exception to the Committee’s decision: 
Poland, Sweden and India also submitted claims for further consideration as 
members of chief industrial importance. 


The challenge to the Organizing Committee’s decision presented a problem 
for the ILL.O. The Committee had hoped that its selection would be accepted 
unanimously in order that membership of the Governing Body could be consti- 
tuted at the Washington Conference. Under the terms of the Labour Convention, 
the Governing Body was responsible for the organization of the Labour Office 
and for the appointment of its Director. It was essential, therefore, that the 
Governing Body be created as soon as possible. The mandate of the Organizing 
Committee, which in many respects functioned as an interim Governing Body, 
would expire at the Washington Conference. If the Governing Body question 
was not settled by then, the I.L.O. would have no separate administration. 


In early October, Arthur Fontaine circulated a letter to LL.O. members 
designed to encourage Canada, India, Sweden and Poland to withdraw their 
objections to the Committee’s nominees for the Governing Body. He stressed the 
fact that there would be a review of the Governing Body membership within 
three years. Without unanimous consent, however, the question would have to 
be turned over to the Council of the League which, under Article 7 of the 
Labour Convention, was empowered to settle “any question as to which are the 
members of chief industrial importance”. The League Council would not be 
able to deal with the matter before the Washington Conference. Thus, the 
organization of the labour office and the work of the I.L.O. would be delayed. 
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Fontaine also referred to the criteria used by the Organizing Committee in 
selecting the states of chief industrial importance. He explained that percentage 
of population in industry, amount of power used in industry, length of railroad 
mileage per 10,000 inhabitants and value of foreign trade had been examined, 
but that, 


the Committee found it impossible on consideration to adopt any one of these 
tests, or any formula based on them as decisive. 


The claims of several states (including Canada) had been studied with regard 
to the final two places. The Committee, after its “general review”, had awarded 
these to Switzerland and Spain. Despite Fontaine’s efforts, the objections were 
not withdrawn. Thus, on the eve of the Washington Conference, there was still 
considerable doubt as to how the issue would be resolved. 


The first International Labour Conference met under less than ideal 
circumstances. When Washington was chosen as the location of the Conference, 
the prestige of President Wilson was at its height and the United States was 
among the leading advocates of the new internationalism. By October, however, 
the Wilson administration was in the midst of a domestic political crisis over 
the Treaty of Versailles. The debate on ratification in the United States Senate 
was lengthy and bitter, and both the I.L.O. constitution and the Covenant of the 
League of Nations were severely criticized. The unsettled future of the Treaty 
in the United States presented a problem for the conference’s organizers for, 
without having ratified the Treaty, the United States would not be a member of 
the I.L.O., and could not formally participate in the work of the Conference. 
When the Conference opened on October 29th, the fate of the Treaty in the 
United States Senate was still uncertain. Thus, the United States, although the 
host government, was not represented by an official delegation. However, at 
the request of the delegates, Secretary of Labour William B. Wilson assumed 
the chairmanship of the Conference and Samuel Gompers of the A.F.L. 
attended several sessions as an observer. 


The crisis over ratification in the United States Senate also created an awk- 
ward situation for the Canadian Government. One of the objections to the Treaty 
was the fact that there would be six British votes in the League of Nations and in 
the I.L.O. To many people in the United States, the new status of the Dominions 
was seen as merely an extension of the British influence in world affairs. From 
the Canadian point of view this argument was rather ironic as the Canadian 
experience was often closer to that of the United States than that of Great 
Britain. The delay in ratification also meant that Canada, as the only North 
American country officially represented at the Washington Conference, might 
well be looked upon as the spokesman for a North American viewpoint. 


Under such circumstances, and given the proximity of Ottawa to Washing- 
ton, it was understandable that Canada would wish to be well represented. In 
fact, her delegation of twenty-six was the largest at the Conference. Leading 
the delegation as representatives of the government were Labour Minister 
G. D. Robertson and Acting Secretary of State for External Affairs N. W. 
Rowell. S. W. Parsons, President of British American Oil Company, was the 
employers’ delegate and P. M. Draper the representative of labour. Assisting 
the delegates was an impressive list of advisers which included Loring C. 
Christie, F. A. Acland, Deputy Minister of Labour, J. T. Stirrett, General 
Secretary of the Canadian Manufacturers’ Association, and Tom Moore, Presi- 
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dent of the Trades and Labour Congress. All of the Provincial Governments 
were represented as well. Most nominated members of their government or 
leading officials; Prince Edward Island, however, chose former Labour Min- 
ister and then federal Leader of the Opposition, W. L. Mackenzie King. 


With such a large delegation, it was inevitable that Canada would be active 
in the work of the various commissions created by the Conference. Senator 
Robertson was appointed to the influential Committee on Selection, which 
established and organized the work of the several commissions examining 
specific areas of legislation. On the important commission studying the eight- 
hour day and forty-eight-hour week there were three Canadians, Robertson, 
Parsons and Draper. Rowell served as chairman of the Commission on applica- 
tions for Admission. He made a considerable personal impact on the Conference 
during the debate on the admission of Finland. A majority report had recom- 
mended the admission of Finland to the L.L.O. Rowell, although sympathetic 
to the Finnish case, felt compelled to present a dissenting minority report to the 
plenary session. He argued that, as Finland was not a member of the League of 
Nations, she was clearly not eligible for full membership in the labour organiza- 
tion. While she might be permitted to participate in the Conference, she could 
not be admitted to the I.L.O. until admitted into the League of Nations. In the 
debate which followed, Rowell’s minority report was accepted and the majority 
report rejected by the Conference. 


Despite some friction between employers’, workers’ and government 
representatives within the Canadian delegation, there was an encouraging 
development in the close cooperation achieved between federal and provincial 
representatives at the Conference. For any real progress to be made in labour 
legislation in Canada, cooperation between these two levels of government was 
essential. An official of the Department of Labour reported that the provincial 
advisers had “been of the utmost service” in the discussions of the various issues 
before the Conference. Further, the views of the provincial advisers had been 
“in every instance unanimous” with the decisions of the federal delegates. This 
seemed to offer real hope that, in the future, provincial boundaries would no 
longer be barriers to labour reform. 


The final item on the agenda of the Washington Conference, the election of 
the Governing Body, was of considerable importance to Canada. The election 
was held on November 25th, two days prior to the close of the Conference. Of 
the thirty-six states attending the meeting, fourteen took part in the “long and 
arduous discussion” which preceded the voting. Canada, although previously 
involved in the controversy surrounding the selection of the eight states of chief 
industrial importance, did not participate in the debate. Eventually, it was 
agreed to allow the Organizing Committee’s list to stand, pending the outcome of 
the investigation by the Council of the League. In this way, the Conference could 
proceed to the election of the four non-permanent members and the constitution 
of a Governing Body. India persisted in refusing to recognize the Organizing 
Committee’s list, and declined to participate in the election. In the ensuing 
election, Canada received the third highest number of votes and, along with 
Spain, Argentina and Poland, was elected to a three-year term on the Governing 
Body. 

In the remaining days of the Conference the new Governing Body held 
its first two meetings. Senator Robertson attended as representative of the 
Government of Canada. Also present was P. M. Draper, the Canadian labour 
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delegate. Canada had also been elected to a worker’s seat on the Governing 
Body pending the entry of the United States into the I.L.O. At the first meeting, 
Arthur Fontaine was elected chairman of the Governing Body, and Albert 
Thomas appointed as Director of the Labour Office. At the second, a budget of 
£10,000 to cover the expenses of the Labour Office for the first four months 
was approved. These immediate problems dealt with, the Governing Body 
adjourned until the following January. 


The Washington Labour Conference ended on November 27th. In the 
space of that one month, much had been accomplished. Many of the organiza- 
tional problems of the I.L.O. had been dealt with, the Governing Body had 
been constituted, the Labour Office created, a Director appointed and an initial 
budget approved. But more important, the Conference had passed six draft 
Conventions and six recommendations for labour legislation. The draft 
Conventions concerned: implementation of the eight-hour day and forty-eight- 
hour week, unemployment, employment of women at night, employment of 
women before and after childbirth, minimum age of children in industry, and 
night work of children in industry. The recommendations dealt with: unemploy- 
ment, reciprocity of treatment for foreign workers, prevention of anthrax, pro- 
tection of women and children from lead poisoning, establishment of Govern- 
ment Health Services, and the implementation of the Berne Convention of 1906. 
For an inaugural meeting it was an impressive achievement. Canada certainly 
shared the feeling of general satisfaction with the progress made, and shared 
further the considerable optimism about what might be accomplished in 
the future. 


Conclusion 


There is no doubt that the results of the Washington Labour Conference 
were viewed with considerable gratification by the Canadian Government. Not 
only had its delegation contributed substantially to the work of the Conference, 
but Canada had also been awarded two seats on the Governing Body of the 
I.L.O. Little more than a year earlier, Canada had been an integral part of the 
British Empire with no independent international status. By November, 1919, 
she had won separate recognition for her delegation at Paris, had signed the 
Treaty of Versailles, and was a charter member of the League of Nations and 
the I.L.O., serving on the executive of the latter. International acceptance of 
the new status of the Dominions may have been won at Paris; but it would 
appear to have been confirmed at Washington by Canada’s election to the 
Governing Body of the I.L.O. 


Public reaction in Canada towards membership in the League and in the 
I.L.O. was generally favourable. Considerable care had been taken at Paris and 
Washington to inform Canadians of the activities of their representatives, and 
Canadians were proud of the new status which their country enjoyed abroad. 
Even among those who had opposed extensive Canadian involvement in the 
war, there was guarded optimism that perhaps the League and the I.L.O. could 
bring peace and stability to Europe and the world. Among Canadian news- 
papers there was considerable approval of the policies followed by the gov- 
ernment; most were willing to accept and support involvement in post-war 
international organizations. There was, however, a widespread feeling that, 
after five years of costly involvement in Europe, government priorities should 
be directed towards domestic rather than foreign affairs. Isolationist sentiment 
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never developed in Canada to quite the same extent as in the United States, 
but in the years immediately following the war it was a factor which no 
Canadian government could totally ignore. 


Despite such reservations, Canadian involvement in the work of the labour 
organization continually expanded. Increasingly, Canadians were in demand to 
Serve on various commissions or to act as technical advisers for special studies. 
A further incentive towards more active participation was provided in Novem- 
ber, 1922, when a long-standing Canadian grievance was favourably resolved. 
At the Washington Conference of 1919, Canada had maintained that she should 
have been selected as a permanent member of the I.L.O.’s Governing Body by 
virtue of her industrial importance. The claim had been withdrawn when she 
was elected to one of the four non-permanent seats. The League Council, which 
was responsible for the final decision, had decided against any reconstruction 
of the Governing Body until the end of the initial three year term of office. When 
the Council’s report was issued in November, 1922, Canada and India were 
among the eight states of chief industrial importance. While this decision diplo- 
matically stated that it was “not intended to affect the composititon of the 
Governing Body as constituted by the first Conference”, it was, in fact, a justifi- 
cation of Canada’s earlier claim. With the rapid expansion of I.L.O. work and 
the necessity for attendance at the frequent meetings of the Governing Body, 
the Canadian Government began to examine methods whereby Canadian 
participation could be more effective. One proposal, advocated by the Deputy 
Minister of Labour, F. A. Acland, was the appointment of a permanent repre- 
sentative at Geneva who could function as a delegate or as an adviser to dele- 
gates sent from Canada. In January, 1925, W. A. Riddell was appointed Cana- 
dian Advisory Officer, accredited to the League of Nations and the I.L.O. 
From the point of view of the work of the labour organization this was a par- 
ticularly good choice, for Riddell had been an adviser to the Canadian delega- 
tion at the first labour conference and, between 1920 and 1924, had served on 
the staff of the International Labour Office. It seemed that the observation of 
Philippe Roy, a delegate to the second labour Conference, that the I.L.O. would 
be “the most important and active of all branches of the League of Nations”, 
was gradually being accepted by the Canadian Government, and acted on 
accordingly. 


Tom Moore, the President of the T.L.C. and a delegate to several of the 
early conferences, remained guardedly optimistic about Canadian participation 
in the I.L.O. While critical of Canada’s failure to overcome the constitutional 
barrier impeding the ratification of I-L.O. conventions, he thought the attitude 
of government delegates at the conferences to be progressive. Perhaps his belief 
that the Geneva experiment marked the “beginning of probably a world parlia- 
ment” was premature, but his summation of the strengths and weaknesses of the 
International Labour Organization stands as valid today as it was a half 
century ago: 

It is not a success so far as the fulfillment of the ambitions of labour is concerned. 
It is not a success in so far as it falls in line with the desire of those who would 
retard progress. But it is a success in showing the possibilities of international co- 
operation and cooperation amongst all kinds and it is a success because the 
matters which are put forward before the International Labour Conference 
annually, are matters which deal with the spiritual development of human beings 
as a whole. 
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